The article considers the state of UN peacekeeping through the prism of its long-running operation in the Democratic Republic of the Congo. Focusing in particular on the challenges raised by use of force and the protection of civilians in conditions of on-going armed conflict, it argues that UN field operations must be aligned much more closely than they have been over the past fifteen years to political and diplomatic efforts aimed at securing viable political settlements to internal conflict. The issues raised by the history of the UN's troubled mission in Congo are deeply relevant to the wider discussion of the organisation's role in the field of peace and security. while it is a story that is of interest in its own right, also raises wider issues about the UN's role in international peace and security, issues that go well beyond the discussion of how best to reform and improve the UN's machinery for peacekeeping. The article is especially concerned with two sets of issues arising out of the UN's Congo mission, both of which go the heart of the larger strategic question of whether and how UN peacekeeping can be made to serve as an "effective tool" in the field of peace and security.
numerous Security Council resolutions -in favour of greater "robustness" and a widening of the remit for the use of force by "blue helmets". This trend has been especially notable in the DRC, where it culminated in the decision by Security Council in March 2013 to strengthen MONUSCO with the creation of a Force Intervention Brigade (FIB) whose mandate would be "to carry out targeted offensive operations … in a robust, highly mobile and versatile manner."
6 Inextricably linked to the increased emphasis on "robustness" and the greater willingness to experiment with the use of force, has been the growing importance of civilian protection as a mandated task for UN peacekeepers. Notwithstanding these developments, the record of UN's achievement in the DRC remains, on balance, profoundly discouraging. By late 2015, an estimated seventy armed groups were operating in Eastern Congo and the number of internally displaced (IDPs) in the whole of the country was over 1.5 million.
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The deeper reason for this dismal picture is closely connected to the second set of issues alluded to above: the challenges and inherent limitations arising out of the UN's role as a third-party actor in complex civil wars. As will be argued more fully, the central question arising out of the UN's peacekeeping operation in the DRC is whether the UN, as an intergovernmental, intensely political and bureaucratically fragmented organisation, is, or ever will be, structurally equipped and politically suited to take on a coercive role in internal conflicts and civil war-like situations. If, as the UN's experience in the DRC overwhelmingly suggests, the obstacles to assuming such a role remain formidable, it raises the additional question of whether the drift toward robust peacekeeping has itself detracted from, or even undermined, the pursuit of more promising ways in which the UN and its peacekeeping instrument can help to mitigate and resolve seemingly intractable conflicts. In short, has the shift towards greater robustness forced peacekeeping into a dead end The article proceeds in three parts.Part one examines developments in UN peacekeeping since its resurgence in the late 1990s. It traces important changes in the geopolitical and normative balance of influences bearing on UN peacekeeping, but also highlights equally, if not more, important elements of continuity in the history of UN field operations, evident both in the UN's modus operandi and in the nature of the challenges presented by thirdparty intervention in civil-war like situations. The elements of change and continuity thus outlined provide an essential context within which a more detailed analysis of the UN's Congo mission can be placed.
Part two turns in greater detail to the organisation's mission in the DRC, focusing above all on the issues raised by the use of force and the protection of civilians. It is particularly concerned in this respect with the record of the FIB whose creation Ban Ki-Moon at one point hailed as a "milestone" in the evolution of UN peacekeeping. 8 It argues centrally that the history of the UN's travails in Congo is of wider interest because it captures, perhaps more starkly than any other mission, many of the underlying and unresolved tensions currently at the heart of UN peacekeeping. In particular, it highlights the growing disconnect between, on the one hand, increasingly ambitious mandates reflecting a shift in the normative aspirations surrounding peacekeeping, and, on the other, a persistent failure by the Council to provide strategic direction, and by the membership at large to provide adequate resources, for operations. Without these conditions in place, it has proved, and will continue to prove, impossible to translate normative aspirations into realisable objectives for peacekeepers on the ground.
Finally, building on but looking beyond the UN's chequered history in Congo, the article turns to the wider lessons regarding the use of force and considers their implications for the role that peacekeeping, alongside other instruments at the UN's disposal, can play in promoting international peace and security. It argues, centrally, that UN field operations -in conception, design and operational focus -must be tailored and aligned much more carefully than they have been over the past decade and a half to political and diplomatic efforts aimed at securing and consolidating viable settlements to internal conflict.
Encouragingly, this is also one of the clearest and most important messages to emerge from the report of Ramos-Hortas' High Level Panel, presented to the secretary-general in June 2015. The article concludes by calling for a revitalisation of UN's role as a political actor actively engaged in searching for, mediating and mobilising support for political settlements.
Elements of Change and Continuity in UN Peacekeeping, 1999-2016
It is easy to dismiss Ban Ki-Moon's assertion that "the world is changing and UN peace operations must change with it" as little more than a throwaway line designed to justify his decision, taken without prior consultation, to set up a large-scale review of UN peace operations. It is nonetheless a claim that merits further scrutiny. To assess it critically, however, a conceptual distinction needs to be drawn, and the relationship explored, between two levels of change and continuity.
The first of these covers a set of broader contextual factors that have always, whether directly or indirectly, had a critical bearing on the practice of UN peacekeeping.
These include, in the first instance, the state of political relations among the members of the Security Council, especially its five permanent members (P5), and the impact of those relations at any one point on the dynamics of Council decision-making; second, the evolving normative climate of international relations and its impact on the expectations surrounding UN peacekeeping; and, third, the machinery and workings of the organisation that support peacekeepers in the field.
The second area covers, more straightforwardly, specific developments in the practice of UN peacekeeping that have taken place over the past decade and a half.
Influenced in complex and paradoxical ways by Council politics, normative pressures and organisational constraints, these, too, may usefully be grouped under three headings: those relating to the demand for and supply of peacekeeping troops; those relating to the tasks and mandates formally entrusted to peacekeepers; and, finally, developments relating to the basic principles and rules that have historically governed the conduct of operations, including the use of force. 8,000-strong "standby force" -there is little to suggest a major departure from recent trends.
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As far as the future of UN operations is concerned, the significance of the shift in the composition and weighting of TCCs is twofold. First, while the individual soldiering skills and performance of countries that now provide the bulk troops to UN operations have often been subject to unfair generalisations, their ability to operate effectively as formed units in "non-permissive" environments plainly is, and will remain, severely limited by weaknesses and persistent shortages of enabling capabilities. Second, the now dominant TCCs, notably This growing focus on civilian protection is also a key factor behind the calls for more muscular or robust peacekeeping that have been such a notable feature of contemporary peacekeeping practice and discourse. 29 Since 1999 the Council has routinely given peacekeepers authority under Chapter VII to "use all necessary means" (or "take the necessary action") to accomplish their mission. In a number of individual operations, notably in Sierra Leone, Haiti and the DRC, that authority has in turn provided the basis for a far more proactive approach to the use of force than has historically been the case. Running parallel with these developments have also been various attempts, undertaken within and outside the Secretariat, to achieve "doctrinal and conceptual clarity" on the subject of the use of force in UN peacekeeping.
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To assess the significance of these developments, how they have come together and their implications for the future of UN peacekeeping, it is necessary to turn to the actual performance and record of peacekeepers on the ground in the DRC.
The UN Peacekeeping Operation in the DRC
From "observation and monitoring" to "targeted offensive operations", 1999-2013 The return of the UN peacekeepers to the Congo after 35 years was initially a smallscale affair. 31 Following the Lusaka Ceasefire Agreement of August 1999, which, for a brief period, it was hoped would mark the end of the Second Congo War, the UN deployed a small monitoring mission to the country, the UN Organisation Mission in the DRC (MONUC). 32 The language accompanying this initial deployment reflected the normative aspirations and "never-again" sentiment that infused discussions of peacekeeping following the disasters of the 1990s. Neither the Council nor the Secretariat, however, envisaged a proactive role for the mission beyond mere monitoring and observation of the hoped-for ceasefire, tasks that would have proved challenging in any event given the size of the country, the state of its infrastructure and the very limited capabilities of the force that was being deployed. What began as a modest observer force, however, quickly grew in size, eventually becoming the UN's largest field operation with an overall strength of some 22,000 uniformed personnel, and, crucially, with an increasingly ambitious, complex and partly conflicting set of goals.
The UN's deepening involvement in Congo after 1999 was driven by the fact that war and profound insecurity in the eastern part of the country continued to be the norm vol.54, no.3, 2013. For UN peacekeepers, the acute and persistent vulnerability of civilian populations in the east was cruelly and repeatedly exposed in a series of "protection crises The effect of these operations, however, was decidedly mixed, not least because of the appalling human rights record of the Congolese Army with which MONUC was allied and to which it was lending direct operational support, a reality that weakened MONUC's legitimacy and tarnished its image in the eyes of locals. 47 Enormous logistical challenges, the highly uneven quality of troops serving under UN command, the absence of key enabling capabilities (especially mobility assets) and disunity of command, all combined to weaken further MONUC's ability to provide effective protection. The inevitable result was a seemingly endless cycle of protection crises, the most humiliating of which was the fall of the provincial capital of Goma in November 2012 to forces of the Rwanda-backed to lay bare the failure of MONUSCO's efforts to bring stability to the east. It also exposed how a large-scale peacekeeping mission had "ended up almost entirely disconnected from any political process".
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Enter the Force Intervention Brigade, 2013-15
The humiliating fall of Goma did at least serve to galvanise the UN and donor countries into action. This was initially two-pronged. The first step was potentially, and certainly should have been, the most important, involving as it did an international diplomatic effort under the auspices of the UN, the Africa Union (AU) and South African Development Community (SADC) to re-energise a long-dormant political process in the search for a wider settlement among actors within the country and across the region. In encouraging a more substantive dialogue between the DRC and its neighbours, above all, Rwanda, the initiative rightly, though this had long been obvious, recognised that long-term stability in the DRC was impossible without progress towards a broad-based political settlement. A promising step in this direction was the agreement, reached by 11 countries in February 2013, on a Peace Security and Cooperation Framework for the DRC and the Region (PSCF).
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The second element of the response to the fall of Goma was the decision to strengthen MONUSCO's ability -through an increase in resources and a change in mandate giving peacekeepers a war-fighting role -to confront, in theory, all armed groups in eastern Congo, estimated to number more than fifty and "ranging from neatly structured militias to ragtag bandit gangs". 56 In short, the "step-change" in the use of force represented by the FIB has not addressed the underlying political issues at the heart of conflict and the complex political economy that drives much of the violence. FIB's creation has reinforced rather than moved beyond the mission's established pattern of "band-aid protection, usually responding to the symptoms of violence rather than addressing the fundamental causes of that violence through a political-military strategy." First, the principal contributors to the Force, South Africa and Tanzania, were prepared to go on the offensive against the M23 because they saw the movement as an instrument of Rwandan policy in the region. As such, the FIB's initial and very robust operation had a crucial regional political dimension to it with South Africa in particular anxious to rein in Paul Kagame perceived hegemonic aspirations. 59 Following the apparent defeat of the Rwanda-backed M23 and the withdrawal of its troops into Rwanda and Uganda (many still to be demobilised), however, the FIB proved far less prepared to target other groups, including the FDLR. In short, the origins and activities of the FIB are, at least in part, better understood in terms of regional politics and the political agendas held by key troop contributors, than as a principled willingness of traditional TCCs to experiment in more robust peacekeeping. The mechanism behind this perverse outcome is not unique to the UN's experience in Congo. 66 Indeed, MONUSCO's experience points to a fundamental dilemma that has frequently been faced by ill-equipped and over-stretched peacekeepers mandated to act robustly in conditions where there is no peace to keep. On the one hand, the expectation that physical protection is about to be extended by peacekeepers to a civilian population threatened by an armed group will prompt that group to step up attacks against the threatened population before effective protection can be provided, a calculation whose sinister logic has been played out repeatedly in Congo and elsewhere. 67 At the same time, the hope that protection will be forthcoming has, unsurprisingly, encouraged vulnerable civilians to seek refuge, often in large numbers, in locations where peacekeepers are deployed. Given the reality that UN troops are thinly spread out, logistically hamstrung and devoid of reserves and critical force multipliers, such locations have -as in Congo, South
Sudan, Mali and the CAR -provided attractive targets for attack. Faced with these kinds of challenges to its protection mandate, but also because its overall mandate is in support of the authority of a legally constituted host government, the UN has had to rely on and work with national authorities and their security forces. Such reliance, however, has created its own set of problems as local allies, themselves parties to on-going conflict, have proved deeply abusive in pursuit of their own political and military agendas. In the case of the DRC, "convergence of all initiatives" towards more "durable solutions", were, certainly on paper, steps in the right direction. They depended critically for their success, however, on sustained political follow-up and, in the words of Jean-Marie Guéhenno, "strategic engagement in the politics of Congo", including from the Security Council. 70 The dangers of this not happening and the deeper source of the FIB's failure were perceptively recognised at the time by seasoned observers of the region who noted how the "new initiative [FIB] is not formally linked to any wider political strategy for dealing with armed groups; there are no clear follow-up measures, nor is there a new demobilization plan, nor any new provision for security sector reform." 71 In the end, it did not take long before the initiative to align the political and diplomatic efforts through the PSCF with the activities of MONUSCO petered out. 72 Reflecting on his experiences in the DRC, John Holmes identified one of the key reasons for the repeated lack of sustained political follow-up. The DRC, he resignedly noted in his memoirs,"was, in fact, something of a diplomatic orphan", and "it was not clear that those in charge in Washington, Moscow, Beijing, Paris or London were prepared to put in the tough diplomatic miles to turn the situation around."
Whither UN peacekeeping and Implications for UN's role in peace and security
Any discussion about the future direction of UN peacekeeping and its place within UN's overall mission of promoting of peace and security must start with current realities and the world as we find it, not ideal scenarios or hoped-for developments. It must factor in the balance of geopolitical influences, power relationships and normative developments that bear upon the UN's role in international politics, and it must seek to understand how these have evolved and shifted over time. It does not follow from this, however, that the history of limited resources and risk-aversion among TCCs will always ensure that missions will be hampered by split and uncertain loyalties. Similarly, the stubborn persistence of cumbersome financial and procurement regulations, and the haphazard and unreliable provision of key capacities and force enablers, notably in logistics, intelligence, engineering, aviation support and reserves, will continue to define "outer limits for UN peacekeeping operations". 75 One can try to mitigate these weaknesses and spurts of reform, including the steps taken in the wake of the Brahimi Report, can have a beneficial impact. In the end, however, these and other reform efforts have, at best, only attenuated rather than force by UN peacekeepers.
Peacekeeping in Civil Wars
The most significant contextual development in the longue durée of UN peacekeeping is the shift in operational focus that began as the Cold War was coming to an end -a shift away from deployments designed to mitigate and contain conflicts between states, towards deployments within states weakened, traumatised and divided by civil war and state In part, these impediments have to do with the volatile environment that typically characterise such conflicts, key features of which have included: the absence of clear front lines; the presence of large numbers of internally displaced; numerous armed groups, often poorly controlled and prone to preying on civilians; war-ravaged infrastructure spread over vast geographical distances; and, persistent insecurity fuelled by predatory political economies and power struggles among elites over control of territory, populations and the location of governmental authority.
For UN missions operating in such settings there is, however, a more fundamental challenge: a UN force deployed within the jurisdiction of a sovereign state in which the host government is faced with internal challenges to its authority will find it impossible, especially over the long run, to remain above the domestic political fray, however it much it may aspire to do so. As Alan James astutely notes: "On an internal scene a government is but one of the actors; in one degree or another the political balance is likely to be in constant movement; and the way in which a UN force responds may well have some impact on the balance, or -which in effect comes to the same thing -be seen as shifting the balance."
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The robust use of force, in particular, cannot but have an impact on that political balance and thus pose a threat to the UN's chief asset as an interlocutor in internal conflicts: its perceived impartiality in relation to the disputants. Given this reality, it should not come as a surprise that relations between UN missions and host governments in internal scenarios have invariably deteriorated over time as the host governments -weak, deeply suspicious of outside meddling and protective of their sovereign rights -become increasingly resentful of obstacles to their unfettered control over internal affairs. And when, as in contemporary peacekeeping, the mandates given to the UN mission are themselves intrusive and include politically sensitive and potentially conflicting objectives, tensions are unavoidable.
Limits to Coercion: and the UN's role in international peace and security With regard to the future of "robust peacekeeping" and its connection to the broader question of the UN's role in peace and security, it is important to draw the right conclusions from the preceding analysis.
The first of these is the need to reaffirm the validity of the basic distinction between what is essentially a peacekeeping operation and one that is premised on the logic of war fighting and enforcement. The meaning of "essentially" in this context has little to do with whether or not a mission has been formally authorised under Chapter VII of the Charter; by now, almost all are as a matter of routine. The key to the distinction lies in whether or not achieving mission objectives is dependent, in the final analysis, on building consent and support among parties to a given conflict as part of a wider effort -of which peacekeeping is merely one part -to shore up or lay the foundations for a lasting political settlement. The history of peacekeeping since 1999 shows just how fragmentary and incomplete such consent can be, quite especially in conditions of civil war. Combining activities that rely on consent, cooperation and access with offensive military operations, all within the same mission, have historically proved highly destabilising, politically as well as in humanitarian
terms. An inescapable corollary of this is that there will be circumstances when the 78 Alan James, "The Congo Controversies", International Peacekeeping, vol.1, no.1, 1994, p.46. For one, all of these involved well-resourced and highly capable forces, precisely what UN missions have tended to lack. Moreover, the military challenge faced in each case, though determined and real, was mounted by marginal actors and was, ultimately, unimpressive. But far more important than these qualifications is the fact that the long-term effectiveness and strategic impact of these and similar actions depended -and always will depend -on whether the actual use of force is linked and properly calibrated to serve political purposes. With the partial exception and special case of Sierra Leone, the link between military action and political purpose has been weak to non-existent in UN operations since 1999. In Sierra Leone, UK military intervention was able to check, at a critical juncture, advances by the Revolutionary United Front (RUF) and other armed groups in the country. Crucially, however, this short, sharp and limited action, was followed by concerted diplomatic moves aimed at shoring up the post-war political dispensation, including a sustained effort to galvanise others to contribute to a beefed up and reconfigured UN mission and, above all, a serious commitment to reforming and professionalising the country's armed forces. As a fine-grained study of the UK's intervention makes clear, even though the "use of force was critical in creating an opportunity for political progress, it was not in itself decisive or even that strategically significant" -long term success was contingent on political follow-up at the UN and regionally, underpinned by a credible programme of security sector reform. 79 In Haiti, by contrast, "tactical success through the use of force led to only limited strategic payoffs … with MINUSTAH struggling to In the end, the single most important implication to flow from the analysis above is that UN peacekeeping in and of itself -and most certainly robust peacekeeping of the kind attempted over the past decade and a half -does not provide the royal road to addressing deep-seated and violent conflict in fragile and conflict-ridden states. UN peacekeepers can undertake a range of ancillary tasks aimed at strengthening and helping in the search for a lasting political settlement. That range is now longer and more complex than it was in the era of "classical" peacekeeping and includes security sector reform, humanitarian support activities, complex monitoring and confidence-building tasks. When conditions require and resources permit, peacekeepers may also be in a position to respond locally to obstructionist violence and immediate emergencies. These are all important tasks and the scope for improving the quality of delivery in each is considerable, especially in the vital area of security sector reform, which, all too often, has been half-hearted, under-funded, overly technocratic and ignorant of the political economies of conflict, with predictably shambolic results. But they are ancillary tasks in the sense that their lasting contribution to addressing conflict depends not only on how effectively they are delivered but, more importantly, on whether they are aligned to the overriding objective of arriving at and helping to consolidate viable political settlements. In other words, UN field operations and activities, which have become increasingly divorced the central enterprise of mediating and reaching political settlements to conflicts, must be reconnected to that enterprise. Encouragingly, this is also a central theme that runs through the report of the High-Level Panel established by Ban KiMoon in 2014: an emphasis on the "centrality of negotiated political solutions to internal conflict" 81 and on the supporting role that UN field operations, striving to enlarge the margin of consent among parties to the conflict by nurturing the asset of impartiality, can play in the search for such solutions.
This brings us to a final consideration and it concerns the larger issue of a revitalisation of the UN's role in peace and security. Much of the emphasis above has been 80 James Cockayne, "The Futility of Force?", Journal of Strategic Studies, vol. 37, no.5, 2014, p. 738. 81 Arnault, "A Background to the HIPPO", p.4.
on the structural and political constraints that have long placed and, as argued, will continue to place certain inescapable limits on the ability of the UN to act as a coercive agency in peacekeeping can still to serve as "tool for peace and security." Over the past fifteen years, the limitations of peacekeeping have been powerfully exposed; the possibilities of independent political action by the UN are far from exhausted.
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